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Human trafficking is a subject of growing concern, both internationally and domestically.  
There are some difficulties of definition, as various different terms are used inconsistently, 
and it is also very difficult to get a clear idea of the numbers of people involved in human 
trafficking.  Despite this, there have been various international agreements, studies and 
campaigns to address the problem.  Various  legislative and other policies have been put in 
place, including new trafficking offences and the creation of a UK Human Trafficking Centre.   

This note looks at the UK’s responses to human trafficking, including the Government’s 
strategy against trafficking and implementation of the Council of Europe Convention against 
trafficking and a related Directive. 

Library Standard Note SN/HA/3753 looks at the international responses to trafficking. 

 

This information is provided to Members of Parliament in support of their parliamentary duties 
and is not intended to address the specific circumstances of any particular individual. It should 
not be relied upon as being up to date; the law or policies may have changed since it was last 
updated; and it should not be relied upon as legal or professional advice or as a substitute for 
it. A suitably qualified professional should be consulted if specific advice or information is 
required.  

This information is provided subject to our general terms and conditions which are available 
online or may be provided on request in hard copy. Authors are available to discuss the 
content of this briefing with Members and their staff, but not with the general public. 
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1 Definitions 
There are some difficulties of definition, as various different terms are used inconsistently.  
The Home Office has established the following working definitions: 

People smuggling is the facilitation of illegal entry; entering the UK in breach of 
immigration law, either secretly or through deception. Those who are smuggled are 
invariably complicit and are effectively customers availing themselves of the 
smugglers’ services. This can be a simple business transaction between the criminal 
and the illegal entrant. But in other cases, the criminal deceives their customer by 
exaggerating their prospects in the UK and demands a very high price. The customer 
may spend their life savings on a dangerous journey that merely leads to their 
immediate removal. 

People trafficking is transporting people in order to exploit them, using deception, 
intimidation or coercion. Those who can truly be described as trafficking victims have 
usually been treated as little more than a commodity. The exploitation may take the 
form of bonded labour or servitude which violates their legal or human rights. It may be 
commercial sexual exploitation. It is often accompanied by violence, or threats of 
violence, against the victim or their family. The victim may agree to a deal which 
includes entry into the UK and work on arrival. They then find that their wages are 
largely diverted to pay off ‘debts’ to the criminals, and that they have been deceived as 
to the nature and conditions of the work. Trafficking usually involves a breach of 
immigration law – either illegal entry, or overstaying. When it does, it can make the 
victim more vulnerable because they are reluctant to seek help. 

Illegal working in this context is working by people who are in the UK illegally, or by 
those in the UK legally who have no right to work here. 

Exploitation – whether of illegal or other workers – is harmful, not only for the victim, 
but also undermines our National Minimum Wage and labour standards. Both people 
trafficking and smuggling usually involve illegal working, and trafficking always involves 
exploitation. So successful action against illegal working and exploitation is not only 
desirable in itself, but will also reduce incentives for organised criminals to bring people 
to the UK.1 

The Palermo Protocol to Prevent, Suppress, and Punish Trafficking in Persons included the 
following definitions of trafficking and people smuggling (since adopted in the Council of 
Europe’s Convention on Action Against Trafficking in Human Beings): 

Trafficking 

“(a) The recruitment, transportation, transfer, harbouring or receipt of persons, by 
means of the threat or use of force or other forms of coercion, of abduction, of fraud, of 
deception, of the abuse of power or of a position of vulnerability or of the giving or 
receiving of payments or benefits to achieve the consent of a person having control 
over another person, for the purpose of exploitation. Exploitation shall include, at a 
minimum, the exploitation of the prostitution of others or other forms of sexual 
exploitation, forced labour or services, slavery or practices similar to slavery, servitude 
or the removal of organs. 

“(b) The consent of a victim of trafficking in persons to the intended exploitation set 
forth in subparagraph (a) of this article shall be irrelevant where any of the means set 
forth in subparagraph (a) have been used.” 

 
 
1  Home Office, Secure Borders Safe Havens, 2002, Cm 5387, p76 
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Smuggling 

“‘Smuggling of migrants’ means the procurement, in order to obtain, directly or 
indirectly, a financial or other material benefit, of the illegal entry of a person into a 
State Party of which the person is not a national or a permanent resident.” 

Forced labour 

Forced labour is defined, according to the ILO Forced Labour Convention 1930 (No.29) 
and the European Court of Human Rights (ECHR) as: 

“All work or service which is exacted from any person under the menace of any penalty 
and for which the said person has not offered himself voluntarily” (Article 2 ILO C.29). 

There are inevitably overlaps and transitions between trafficking and smuggling, despite 
efforts to distinguish between them.  Moreover, it should be noted that the Palermo 
Protocol’s definition of trafficking does not require movement across international borders. 

2 UK statistics 
Due to its illegal and hidden nature, there are no robust statistics on the number of people – 
adults or children – trafficked to the UK for the purposes of labour or sexual exploitation.  
However, various estimates do exist. 

In 2006 the Joint Committee on Human Rights carried out an inquiry into human trafficking.2  
On 26 June 2006 the Committee published a memorandum submitted by the Home Office 
which referred to Home Office research suggesting that there were about 4,000 victims of 
trafficking for prostitution in the UK in 2003.3  In its post-inquiry report, the Committee 
recommended that the Government undertake more detailed work to provide a clear picture 
of the scale and extent of human trafficking into the UK.  

In its response, the then Government confirmed that it intended to undertake research into 
the nature and scale of trafficking for sexual exploitation using data from Operation 
Pentameter, while the establishment of a UK Human Trafficking Centre would ensure a 
central point for the collation of data and information on trafficking.4  The Home Office UK 
Action Plan on Tackling Human Trafficking, published in March 2007 and updated in July 
2008 and October 2009, identified a number of actions proposed to achieve its intention of 
tackling human trafficking. These actions included ongoing work to identify gaps in 
knowledge of the scale and nature of human trafficking in the UK, establishing a central point 
for the collation of data and information on all forms of trafficking, and developing an 
evidence base to establish the routes of entry into the UK of traffickers and their victims.5 

 
 
2  Joint Committee on Human Rights, Human trafficking, 13 October 2006, HL 245/HC 1127 2005-06 
3  Memorandum to JCHR – Inquiry into Human Trafficking. Written Evidence submitted by the Home Office, 

paras 10-11  
4  Joint Committee on Human Rights, Human trafficking, 13 October 2006, HL 245/HC 1127 2005-06, p30; and 

the Government Reply to the Twenty-Sixth Report from the Joint Committee on Human Rights: Human 
Trafficking, Cm 6996, December 2006.  See section 8 of this note for further details on the role of the  UK 
Human Trafficking Centre; details of the Centre’s work on statistics are available on its website [accessed 15 
March 2012]. 

5  Home Office/Scottish Executive, UK action plan on tackling human trafficking, March 2007; Home 
Office/Scottish Executive, Update to UK action plan on tackling human trafficking, July 2008; Home 
Office/Scottish Executive, Update to the UK Action Plan on Tackling Human Trafficking, October 2009 
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In its Regulatory Impact Assessment for ratification of the Council of Europe Convention on 
Action against Trafficking in Human Beings, the Home Office estimated that there were 
approximately 4,000 victims of trafficking for sexual exploitation in the UK at any one time.6 

During 2008 and 2009 the Home Affairs Committee conducted an inquiry into human 
trafficking in the UK.  Its report, published in May 2009, highlighted the lack of accurate 
statistical information and estimated that there are at least 5,000 trafficking victims in the 
UK.7 

In August 2010, the Association of Chief Police Officers (ACPO) published a report that 
suggested that 17,000 of the estimated 30,000 women involved in off-street prostitution in 
England and Wales were migrants. Of these women, 2,600 were deemed to have been 
trafficked and a further 9,200 were deemed vulnerable migrants who might be further victims 
of trafficking. Most of those trafficked (2,200) were from Asia, primarily China.8  However, 
some organisations, for example Amnesty International and the women’s charity Eaves, 
have argued that this figure is an underestimate, possibly due to an “overly prescriptive” 
definition of trafficking.9 

3 Trafficking offences 
Until 2003 there were no specific trafficking offences in the UK.  Other offences such as 
facilitation of illegal entry, kidnap, false imprisonment and living off immoral earnings had to 
be applied instead.  However, a number of specific offences have now been introduced. 

3.1 Trafficking for sexual exploitation 
On 10 February 2003 a new set of offences of “trafficking in prostitution” came into force.10  
These offences, under section 145 of the Nationality, Immigration and Asylum Act 2002, 
were simply a stop-gap measure, and were soon replaced by broader offences of “trafficking 
for sexual exploitation” created by sections 57-60 of the Sexual Offences Act 2003 which 
came into force on 1 May 2004.11  The wording of the replacement offences is similar to that 
in the 2002 Act; they cover trafficking into, within or out of the UK for sexual exploitation and 
attract a maximum sentence of 14 years’ imprisonment.  Some examples of how the new 
offences might work were given in the Explanatory Notes to the 2003 Act.12  These offences 
do not apply to Scotland, but section 22 of the Criminal Justice (Scotland) Act 2003 created a 
similar offence in Scotland of trafficking for the purposes of prostitution.   

Unusually, these offences cover not only anything done in the UK by anyone regardless of 
their nationality, but also anything done outside the UK by a British person or company.13 

Section 31 of the UK Borders Act 2007, which came into force on 31 January 2008,14   
contained provisions that widened the extra-territorial range of the trafficking offences yet 
further: 

 
 
6  Home Office, Regulatory Impact Assessment of ratification of the Council of Europe Convention on Action 

against Trafficking in Human Beings, 6 October 2008 
7  Home Affairs Committee, The Trade in Human Beings: Human Trafficking in the UK, 6 May 2009, HC23-I 

2008-09, para 28 
8  ACPO, Setting the Record, August 2010 
9  “2,600 prostitutes were 'trafficked into UK'”, BBC News website, 18 August 2010 
10  The Nationality, Immigration and Asylum Act 2002 (Commencement No. 2) Order 2003 , SI 2003/1 
11  Sexual Offences Act 2003 (Commencement) Order 2004, SI 2004/874 
12  Explanatory Notes to the Sexual Offences Act 2003, paras 104-113 
13  s60 of the 2003 Act 
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The trafficking people for exploitation offences contained in section 4 of the 2004 Act 
and sections 57 to 59 of the 2003 Act currently encompass anything done in the UK, 
anything done outside the UK by a British national and anything done outside the UK 
by a body incorporated in the UK to facilitate the arrival or entry into the UK of an 
individual for the purposes of exploitation. Section 31, subsections (2) and (4) amends 
sections 5(1) and (2) of the 2004 Act and sections 60(2) and (3) of the 2003 Act by 
removing these limitations on the territorial application of the offences and thereby 
ensuring that facilitating the arrival or entry into the UK of a person for the purposes of 
exploitation, regardless of where the facilitation took place and irrespective of the 
nationality of the facilitator, are now caught by the offences.15 

3.2 Trafficking for labour or other exploitation 

Neither the 2002 Act nor the 2003 Act included any offences of trafficking for labour or other 
exploitation.  Other more general offences were sometimes used, such as ‘assisting unlawful 
immigration’, which also has a maximum sentence of 14 years’ imprisonment,16  but the 
Home Office considered this legislation difficult to apply since illegal entry can be hard to 
ascertain.17  Other offences of sexual and physical violence and those concerning fraud, 
forgery of documents and false imprisonment were also available but were considered 
inadequate. 

Section 4 of the Asylum and Immigration (Treatment of Claimants, etc.) Act 2004 therefore 
introduced new offences of trafficking for labour and other exploitation including organ 
removal or benefit fraud.  It is couched in similar terms to the sexual trafficking offences, and 
covers trafficking to, within or out of the UK.  Like the other trafficking offences it attracts a 
maximum penalty (on conviction on indictment) of 14 years’ imprisonment and/or a fine.  
Following a Sewel motion debated by the Scottish Parliament on 12 February 2004, the new 
offence applies in Scotland as well as England, Wales and Northern Ireland.18  It came into 
force on 1 December 2004.19 

The  explanatory notes to the Act describe this offence as follows: 

A person commits an offence if he arranges for a person to arrive in or depart from the 
UK and he intends to exploit that person or believes that another person is likely to do 
so. The offence is also committed if a person arranges travel within the UK by a person 
if he believes that the person has been brought into the UK to be exploited, and he 
intends to exploit that person or believes that another person is likely to do so. For the 
purposes of the offence, a person is exploited if he is: 

• the victim of behaviour contravening Article 4 of the ECHR (slavery or forced 
labour); 

• encouraged, required or expected to do something which would mean an offence is 
committed concerning organ removal; 

• subjected to force, threats or deception designed to induce him to provide services 
or benefits or enable another person to acquire benefits; or 

                                                                                                                                                      
14  UK Borders Act 2007 (Commencement No.1 and Transitional Provisions) Order 2008, SI 2008/99 
15  Explanatory Notes to the UK Borders Act 2007, para 101 
16  sections 25-25B of the Immigration Act 1971, as amended 
17  Home Office, Setting the Boundaries, 2000, p105 
18  Motion S2M-838, Scottish Parliament Official Report 12 Feb 2004 col 5817-28 
19  SSI 2004/494, art 2 (Scotland) and SI 2004/2999, art 2, Schedule (England, Wales and Northern Ireland). 
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• requested or induced to do something, having been chosen on the grounds that he 
is ill, disabled, young or related to a person, in circumstances where a person 
without the illness, disability, youth or family relationship would be likely to refuse or 
resist. 

Again the offence can be committed outside the UK (by both British and non-British 
nationals.20 

This offence remains separate from the offence of trafficking for sexual exploitation in the 
Sexual Offences Act 2003.  While there are some minor differences, the two offences are 
broadly similar (and have identical penalties).  The two offences together meet the minimum 
requirements of the UN protocol: 

Exploitation shall include, at a minimum, the exploitation of the prostitution of others or 
other forms of sexual exploitation, forced labour or services, slavery or practices similar 
to slavery, servitude or the removal of organs.21 

UNICEF UK welcomed the announcement of the new trafficking offence,22 but the 
Immigration Law Practitioners’ Association felt that simply creating another new offence was 
not enough, and that victims ought to be given protection in this country.23 

3.3 Sex with a coerced, deceived or threatened person 
During 2008 the Home Office conducted a six month review into tackling prostitution.  
Speaking at the Labour Party conference on 21 September 2008 Jacqui Smith, then Home 
Secretary, announced plans to criminalise paying for sex if the woman was being controlled 
by a pimp, had been coerced into the sex trade or was trafficked into Britain for sexual 
exploitation: 

We’re on track to ratify the human trafficking convention by the end of the year, but I’m 
interested in more than just the words on a page. And so, next month, we will start 
work to outlaw paying for sex with someone forced into prostitution at another’s will, or 
controlled for another’s gain.24 

The results of the review were published in November 2008; they included a 
recommendation that paying for sex with someone who is being controlled for someone 
else’s gain (i.e. a pimp or a trafficker) should be criminalised.  The then Government took this 
recommendation forward in the Policing and Crime Bill, which had its first reading on 18 
December 2008.  As introduced, the Bill proposed a new strict liability offence of paying for 
the sexual services of a prostitute who was being “controlled for gain”.25  There was lengthy 
debate on the meaning of “controlled for gain”, and concerns were expressed that the term 
could apply in wider circumstances that those the new offence aimed to cover.  On Report, a 
Government amendment replaced the reference to a prostitute being “controlled for gain” 
with a condition that: 

 
 
20  section 5 of the 2004 Act and section 31 of the UK Borders Act 2007 
21  United Nations, Protocol to Prevent, Suppress and Punish Trafficking in Persons, Especially Women and 

Children, United Nations Doc. A/55/383 at 53, 2000 
22  Letter to the Editor from Fiona Hesselden, Deputy executive director, Unicef UK, Guardian, 28 November 

2003 
23  ILPA, Response from the Immigration Law Practitioners' Association to new legislative proposals on asylum 

reform, November 2003 
24  Jacqui Smith speaks to Labour Party Conference, Labour website [accessed 15 March 2012] 
25  Further details of the proposed offence, and some of the responses to it, are set out in Library Research 

Papers 09/04 Policing and Crime Bill and 09/39 Policing and Crime Bill: Committee Stage Report 
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a third person (C) has used force, deception or threats of a kind likely to induce or 
encourage B to provide the sexual services for which A has made or promised 
payment, and C acted for or in the expectation of gain for C or another person (apart 
from A or B). 

The women’s charity Eaves, which runs the Poppy Project, said that it was disappointed by a 
“backward move” that would fail to protect exploited British women who are not covered by 
trafficking legislation.26 

During the Bill’s Lords committee stage, another government amendment made further 
changes to the language of the Bill, replacing the reference to the use of “force, deception or 
threats” with a reference to the use of “exploitative conduct of a kind likely to induce or 
encourage the prostitute to provide sexual services for which the sex buyer has made or 
promised payment”.27  The change was intended to ensure that the new offence would cover 
psychological coercion (for example threatening to report the sex worker to the immigration 
authorities) as well as physical coercion. 

The offence is now set out in section 53A of the Sexual Offences Act 2003 (as inserted by 
section 14 of the Policing and Crime Act 2009): 

The new section creates a strict liability offence which is committed if someone pays or 
promises payment for the sexual services of a prostitute who has been subject to 
exploitative conduct of a kind likely to induce or encourage the provision of sexual 
services for which the payer has made or promised payment. The person responsible 
for the exploitative conduct must have been acting for or in the expectation of gain for 
himself or herself or another person, other than the payer or the prostitute. 

Subsection (2) of the new section provides that it does not matter where in the world 
the sexual services are to be provided. An offence is committed regardless of whether 
the person paying or promising payment for sexual services knows or ought to know or 
be aware that the prostitute has been subject to exploitative conduct. In other words 
the offence is one of strict liability and no mental element is required in respect of the 
offender’s knowledge that the prostitute was forced, threatened, coerced or deceived.28 

The maximum penalty for this offence is a fine of £1,000.  The offence came into force on 1 
April 2010.29  

3.4 Servitude or forced labour 
During the Lords stages of the Coroners and Justice Bill, Baroness Young of Hornsey tabled 
new clauses aimed at criminalising servitude and forced labour.30  The clauses had been 
drafted by Liberty and Anti-Slavery International.  A legal opinion on the new clauses, issued 
by the former Director of Public Prosecutions Ken MacDonald QC and Helen Mountfield of 
Matrix Chambers, said:  

In our view, the existing criminal law offences pertaining to trafficking, the slave trade, 
false imprisonment and kidnapping are not apt to cover all offences of servitude. In 
order for the United Kingdom to comply with its obligations under Article 4 ECHR and 
the ILO, clear, dissuasive and directly applicable statutory criminal offences of forced 
labour and servitude are needed which penalise and permit effective prosecution of 

 
 
26  “New law on forced prostitution weakened, say women’s groups”, Guardian, 20 May 2009 
27  See Library Standard Note SN/HA/5219 Policing and Crime Bill: Lords amendments for further details 
28  Explanatory notes to the Policing and Crime Act 2009, paras 71 to 72 
29  Policing and Crime Act 2009 (Commencement No. 4) Order 2010, SI 2010/507 
30  See Library Standard Note SN/HA/5211 Coroners and Justice Bill: Lords amendments for further details 
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those who subject others to abuse and oppression. Without them, the United Kingdom 
is vulnerable to successful challenges in the European Court of Human Rights. We are 
aware of two such challenges in the pipeline.31 

The then Government’s initial position was that the existing criminal law set out adequate 
protection and penalties in respect of such activities.  However, having considered the matter 
further, it introduced amendments of its own: 

...we accept that improvements could be made to the current law through an additional 
offence in this area. That said, and as the amendments before us make clear, this is a 
complex subject. This would be an important offence that was subject to serious 
penalties, and it is important that it should be as clear as circumstances permit. (...) 

We think that a slightly different approach is preferable—an approach that seeks to 
achieve the same aim but that relies for its core substance on Article 4, on the 
prohibition of slavery and forced labour, of the European Convention on Human Rights. 
This approach is used for the offence of trafficking for such purposes. Our proposed 
formulation would follow this approach but without the requirement that the person has 
been trafficked.32 

The new offences appear in section 71 of the Coroners and Justice Act 2009, subsection (1) 
of which provides: 

(1) A person (D) commits an offence if—  

(a)  D holds another person in slavery or servitude and the circumstances are such 
that D knows or ought to know that the person is so held, or  

(b) D requires another person to perform forced or compulsory labour and the 
circumstances are such that D knows or ought to know that the person is being 
required to perform such labour. 

The maximum penalty (on conviction on indictment) is 14 years’ imprisonment and/or a fine.  
The offences came into force on 6 April 2010.33 

4 Convictions and sentencing 
Details of the number of prosecutions and convictions under anti-trafficking legislation were 
provided in a written answer of 24 June 2009: 

Damian Green: To ask the Secretary of State for the Home Department how many 
people have been prosecuted for human trafficking offences relating to labour 
exploitation under the Asylum and Immigration (Treatment of Claimants EEC) Act 
2004. [276566] 

Mr. Alan Campbell: Figures provided by the UK Human Trafficking Centre indicate as 
of 24 May there have been 16 prosecutions and seven convictions for trafficking for the 
purposes of forced labour. 

 
 
31  Ken MacDonald QC and Helen Mountfield, Matrix Chambers, In the matter of Article 4 of the European 

Convention on Human Rights and whether an offence of servitude or forced labour is required to give effect to 
it and an amendment to the Coroners and Justice Bill, 8 July 2009, para 3   

32  HL Deb 28 October 2009 c1182   
33  Coroners and Justice Act 2009 (Commencement No 4, Transitional and Saving Provisions) Order 2010, SI 

2010/816 

9 

http://www.liberty-human-rights.org.uk/materials/servitude-liberty-opinion.pdf
http://www.liberty-human-rights.org.uk/materials/servitude-liberty-opinion.pdf
http://www.liberty-human-rights.org.uk/materials/servitude-liberty-opinion.pdf
http://www.publications.parliament.uk/pa/ld200809/ldhansrd/text/91028-0004.htm#09102836000470


Damian Green: To ask the Secretary of State for the Home Department how many 
people have been prosecuted for human trafficking offences relating to sexual 
exploitation under the Sexual Offences Act 2003. [276567] 

Mr. Alan Campbell: Figures from the Crown Prosecution Service indicate a total of 
267 people prosecuted under sections 57-59 of the Sexual Offences Act 2003. 

In this total there have been 106 convictions plus three for conspiracy to traffick which 
have arisen from sexual exploitation cases.34 

An update on the number of convictions was provided in February 2012:35 

Fiona Mactaggart: To ask the Secretary of State for Justice how many convictions 
there were for offences related to human trafficking in each year since 2004. [95128] 

Mr Blunt: The number of defendants found guilty at all courts for human trafficking in 
England and Wales, from 2004 to 2010 (latest available) can be viewed in the following 
table. 

Annual court proceedings data for 2011 are planned for publication in May 2012. 

Number of defendants found guilty at all courts for human trafficking offences(1), 
England and Wales, 2004-10(2, 3)   

 Number found guilty   

2004 - 

2005 12 

2006 21 

2007 23 

2008(4) 24 

2009 25 

2010 16 
(1) Includes offences under the Sexual Offences Act 2003 (came into force 1 May 2004) and Asylum and 
Immigration (Treatment of Claimants Act) 2004 section 4 (came into force 1 December 2004). (2) The figures 
given in the table relate to persons for whom these offences were the principal offences for which they were 
dealt with. When a defendant has been found guilty of two or more offences, it is the offence for which the 
heaviest penalty is imposed. Where the same disposal is imposed for two or more offences, the offence 
selected is the offence for which the statutory maximum penalty is the most severe. (3) Every effort is made 
to ensure that the figures presented are accurate and complete. However, it is important to note that these 
data have been extracted from large administrative data systems generated by the courts and police forces. 
As a consequence, care should be taken to ensure data collection processes and their inevitable limitations 
are taken into account when those data are used. (4) Excludes data for Cardiff magistrates court for April, 
July and August 2008. Source: Justice Statistics Analytical Services: Ministry of Justice.   

 

A written answer of 14 January 2009 set out the average sentence for people convicted of 
trafficking offences: 

Mr. Grieve: To ask the Secretary of State for the Home Department what the average 
sentence was for those convicted of human trafficking offences over the last five years. 
[243300] 

 
 
34  HC Deb 24 June 2009 c890W 
35  HC Deb 20 February 2012 c612W 
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Jacqui Smith: The sentences imposed by the courts on those convicted of human 
trafficking ranges from suspended sentences to 14 years imprisonment. 

The average length of sentence however for the offence of human trafficking is 4.69 
years although it should be noted in many cases those convicted are serving longer 
terms of imprisonment as result of convictions for other related offences such as rape, 
inciting prostitution or immigration related offences.36 

5 Support for victims 
It is increasingly being realised that anti-trafficking strategy needs to look not only at 
traffickers but also at the trafficked.  Victims of trafficking may be in a vulnerable position and 
require support and assistance, not least to help them provide information to the police about 
their traffickers and to prevent them being re-trafficked themselves.   

5.1 The National Referral Mechanism 
As part of its obligations under the Council of Europe Convention on Action against 
Trafficking in Human Beings (see section 10 of this note), the previous Government 
introduced a “national referral mechanism” (NRM) to help identify victims of trafficking.  
Anyone who the relevant authorities have “reasonable grounds” to believe has been 
trafficked is entitled to a 45 day reflection and recovery period, during which they can access 
services such as those provided by the Poppy Project and the Salvation Army (see following 
section of this note).  Details of how the NRM process works are set out on the website of the 
Serious Organised Crime Agency (SOCA): see The UK Human Trafficking Centre: National 
Referral Mechanism [accessed 15 March 2012]. 

Quarterly statistics on the number of victims referred to the authorities via the NRM are also 
published on the SOCA website: see National Referral Mechanism: Statistics [accessed 15 
March 2012].  Between 1 April 2009 and 30 June 2011 a total of 1,664 individuals were 
referred via the NRM, of whom 565 were positively identified as trafficking victims (405 adults 
and 160 children).37 

Some organisations have criticized the NRM for the emphasis that it places on a person’s 
immigration status.  One recent report has even gone so far as to describe the NRM as “not 
fit for purpose”.38  Immigration minister Damian Green said that the Government was 
committed to identifying and protecting victims and would “look very carefully at the individual 
criticisms of the system set up in 2009, and act where necessary”.39 

5.2 The Poppy Project and the Salvation Army 
On 10 March 2003 the Home Office announced a pilot scheme to provide accommodation for 
women who are the victims of sex trafficking, which it was hoped would result in the police 
obtaining more information on the traffickers who brought them to the UK: 

From today, safe accommodation and a range of services will be provided to support 
female victims of human trafficking through a non-governmental organisation. A six-
month pilot scheme located in London will cater for approximately 25 women, on a 

 
 
36  HC Deb 14 Jan 2009 c800W 
37  UK Human Trafficking Centre, NRM Statistical Data April 2009 to June 2011 
38  The Anti Trafficking Monitoring Group, Wrong Kind of Victim?, June 2010, p9.  See also Amnesty International 

press release, UK: Anti-trafficking measures 'not fit for purpose' and breach international law - new report, 16 
June 2010 

39  Home Office press release, Combatting trafficking a key priority, 16 June 2010 
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rolling basis, who meet the criteria for access to the services, including a willingness to 
come forward and co-operate with the authorities in the combating of international 
organised crime that could lead to prosecutions of criminals.40 

This scheme, known as the Poppy Project, has 15 bed spaces in houses throughout London 
and has now had more than 700 trafficked women referred to it.41  Further details of the 
Poppy Project’s work and the eligibility requirements for victims seeking help were set out in 
response to a series of parliamentary questions in February 2009: 

John McDonnell: To ask the Secretary of State for the Home Department (1) how 
much her Department is spending on the Poppy project in 2008-09; [258445] 

(2) what capacity the Poppy project has to provide intensive support for the initial four-
week support period; [258446] 

(3) what mechanisms are in place to monitor the work of the Poppy project, including 
(a) how public funds are spent, (b) the capacity of the project in relation to demand, (c) 
the quality of counselling provided and (d) checks on volunteers; [258447] 

(4) how many (a) full-time staff, (b) fully-qualified counsellors and (c) fully-qualified 
translators are employed by the Poppy project; [258448] 

(5) what conditions apply to people receiving services provided by the Poppy project 
on (a) the initial four-week support, (b) support for resettlement, (c) compensation 
through (i) the courts and (ii) the Criminal Injuries Compensation Scheme and (d) 
eligibility for the new renewable one-year residence permits; [258449] 

(6) how many identified victims of trafficking received from the Poppy project (a) the 
initial four week support, (b) support for resettlement, (c) compensation through (i) the 
courts and (ii) the Criminal Injuries Compensation Scheme, (d) eligibility for the new 
renewable one-year residence permits and (e) other services in each of the last five 
years; [258450] 

(7) how many identified victims of trafficking were denied services from the Poppy 
project in each of the last five years due to (a) the project's limited capacity and (b) the 
refusal by the victim to co-operate with prosecutions; and what other options for 
support are available for victims in such cases. [258451] 

Maria Eagle: I have been asked to reply. 

The Government have invested £5.8 million into Eaves Housing for Women to run the 
Poppy project since 2003. The grant for this financial year is £1.3 million. This provides 
for a range of services including 35 supported accommodation places and eight full-
time staff. While the project facilitates access to counselling and interpretative services 
and can pay for this where necessary, it does not directly employ these professionals. 

Eaves Housing for Women is required to submit regular monitoring and financial 
information, which is reviewed on a quarterly basis. The organisation does not submit 
any specific information on the use of volunteers. However the organisation is required 
to take appropriate measures to ensure the safety of clients, which includes 
undertaking Criminal Records Bureau checks for staff and volunteers. 

Under the terms of the grant clients can be supported for an initial four weeks, with 
longer-term services provided in return for cooperation with the authorities. To qualify 

 
 
40  HC Deb 10 March 2003 c3WS 
41  Poppy Project website, About us [accessed on 15 March 2012]  
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for support women must be over 18-years-old, trafficked into the United Kingdom and 
sexually exploited through prostitution in the United Kingdom. 

Between March 2003 and December 2008, 423 women received support from the 
Poppy project; 215 benefited from supported accommodation and 208 received 
outreach support. The Poppy project has developed partnerships with other 
organisations to help provide alternative services for individuals that do not meet the 
eligibility criteria or when the project is at capacity. Information on the number of 
individuals that have been unable to access the Poppy project is not held centrally. 

It is open to the courts to award compensation orders in favour of a victim of crime and 
victims of violence can also apply to the Criminal Injuries Compensation Scheme. 
While the Poppy project can inform victims of avenues to access compensation, it is 
not within their authority to determine eligibility for, or administer compensation. 

This year we will be expanding support services for victims of human trafficking and 
extending the reflection and recovery period to a minimum of 45 days. The 
Government will also introduce new renewable temporary residence permits for 
identified victims of human trafficking that participate in a criminal investigation.42 

During Operation Pentameter 2 (see paragraph 7.4 of this note) the Poppy Project received 
£1.3 million of additional government funding to help with capacity building. This resulted in 
service level agreements being put in place with 17 women’s refuges across the country.43 

On 24 March 2009 the Home Office announced that it would be investing a further £3.7 
million over the next two years into the Poppy Project, which would be used for: 

• an expansion of supported accommodation with refuge places for victims of 
trafficking for sexual exploitation and domestic servitude in London, Sheffield and 
Cardiff; 

• an increase in advocacy workers to provide one-to-one tailored support to victims; 
facilitating their access to services and helping them through the criminal justice 
process; 

• the continuation of the community outreach team; 

• link workers based within the UK Human Trafficking Centre to work in partnership 
with the police, UK Border Agency and other partners to help with victim 
identification and onward referral into support; and 

• a new national co-ordinator to help set consistent standards of care, capacity build 

• and raise awareness with local agencies and funders.44 

In April 2011, it was reported that a Government contract for the provision of support services 
to adult trafficking victims had been awarded to the Salvation Army rather than to the Poppy 
Project.45  The Salvation Army’s website says that its service:  

 
 
42  HC Deb 27 Feb 2009  cc1152-1153W 
43  HL Deb 25 June 2008 c256-7WA  
44  HC Deb 24 March 2009 cc11-12WS 
45  “Sex trafficking charity loses out to Salvation Army over £6m contract”, Guardian, 11 April 2011 and “Poppy 

Project funding redirected to Salvation Army”, Guardian, 9 May 2011 
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...is designed to preserve the dignity of victims, protect and care for them in safe 
accomodation, and provide access to confidential client-based support services 
including 

• Legal Advice  

• Health Care  

• Counselling  

• Educational Opportunities46 

The Ministry of Justice and the Salvation Army made the following comments on the contract 
award: 

Justice minister, Crispin Blunt, said:  

'This funding will allow the Salvation Army to work together with counter 
trafficking agencies and specialist support organisations to provide an escape 
route for these men and women.' 

Major Anne Read, The Salvation Army's Anti-Human Trafficking Response Co-
ordinator for the UK and the Republic of Ireland, said: 'For many years we have 
worked with and campaigned for these vulnerable victims, working with 
government, police and other agencies to help victims of human trafficking.  

We are also partners on many of the groups which exist to ensure this issue is 
kept on the public agenda.' 

Mai, a female victim of trafficking from Thailand who has been helped by The Salvation 
Army’s services, said:  

'I was forced to work 24/7 as a prostitute and to take drugs - things I didn’t want 
to do. 

'The Salvation Army supported me financially, emotionally and physically, 
getting me the medical attention I required after the trauma I had endured.' 

The Salvation Army, which already runs safe housing for victims of trafficking, will use 
the government funding to provide approximately 25 per cent of support services and 
commission the remaining support from experienced, specialist groups - ensuring 
victims get the best available help.47 

The Poppy Project criticised the decision, saying that it had focused on cost rather than 
quality of provision.48  Justice minister Crispin Blunt said: 

As the Minister who announced the result of the competition this morning, I want to 
make it clear that although the Salvation Army, which won the contract, will expect to 
administer directly about 25% of the funds made available by the Ministry of Justice, 
75%—£1.5 million a year—will remain available to organisations such as POPPY so 
that they can provide the services that they have provided in the past. Although the 

 
 
46  Salvation Army website, Here to help people: trafficking victims [accessed 15 March 2012] 
47  Ministry of Justice news release, £2m a year for human trafficking victims, 9 May 2011 
48  Poppy Project press release, Government awards trafficking contract to ‘prayer and fasting’ organisation, 12 

April 2011 
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Salvation Army has taken over the leading role, it will not do all the work itself, and we 
will need to use the expertise of organisations such as POPPY.49 

Home Office minister Damian Green said that he hoped the new system of using a prime 
contractor would help make provision less “London-centric”.50 

5.3 Support for persons tracked for forced labour 

Support for victims trafficked for reasons other than sexual exploitation was raised in a 
parliamentary question in January 2010: 

Mr. Steen: To ask the Secretary of State for the Home Department how many safe 
accommodation beds his Department funds for trafficked persons who were not 
trafficked for sexual exploitation. [309601] 

Mr. Alan Campbell: Accommodation and support for victims of trafficking for forced 
labour is provided on a case by case basis. This is funded by a grant agreement with 
Migrant Helpline.  Since 1 April 2009 accommodation and support has been provided 
for a total of 68 people identified as victims of trafficking for forced labour.51 

6 Child victims 
There are no specific support services for child victims of trafficking.  They will in some 
circumstances be supported by local authorities under general provisions of the Children Act 
1989, which states that local authorities have a duty to safeguard and promote the welfare of 
children who are in need by providing a range and level of services appropriate to those 
needs or arranging for their provision by other agencies.  A privately-run ‘safe house’ 
providing refuge and rehabilitation to trafficked 16- and 17-year-old girls was opened in 
Sussex in April 2004.  However, a lack of referrals from local authorities apparently led to the 
unit being closed a few weeks later.52 

In its response to the 2006 inquiry by the Joint Committee on Human Rights into human 
trafficking, ECPAT UK (End Child Prostitution and Trafficking) called for many legislative and 
policy changes to protect child victims of trafficking, including for example the introduction of 
a national strategy on child trafficking.53 

In 2007 the Home Office commissioned the Child Exploitation Online Protection Centre 
(CEOP) to analyse the potential number of children who had been trafficked.54  CEOP’s 
analysis was published in June 2007.55  It found 330 children fitting the child-trafficking 
profile, 85% of whom (276 children) were found to be between the ages of 15 and 17.  24 
children were found to be between 13 and 14 years of age, and 14 children were 
documented as 12 and under, the youngest being a 9-month-old baby.  Nearly half the 
children identified were boys, but for most of these boys the type of exploitation involved was 
not clear.  The study cautioned that it should not be used to estimate the total number of 
children who have been trafficked into and within the UK, but only as a scoping exercise. 

 
 
49  HC Deb 9 May 2011 c982 
50  HC Deb 9 May 2011 c994 
51  HC Deb 13 January 2010 cc986-7W 
52  “Closed shop”, Guardian, 9 June 2004 
53  Evidence from ECPAT UK to the Joint Committee on Human Rights Inquiry on the Human Rights of People 

Trafficked into the United Kingdom, January 2006 
54  HC Deb 13 July 2006 c2028W 
55  CEOP, A scoping project on child trafficking in the UK, June 2007 
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In 2009 CEOP published a Strategic Threat Assessment, which built on the work of the 2007 
scoping exercise.56  It identified 324 children as being potential victims of trafficking or 
exploitation from data supplied covering the 12 month period from 1 March 2007 to 29 
February 2008.  A grading system was used to show the likelihood that each child was 
trafficked, with 159 graded at level four (high) and 12 at level five (very high).  Victims were 
identified as originating from a total of 52 separate countries, the most common being China, 
the UK,57 Afghanistan, Nigeria, Romania and Vietnam.   

Further updates were provided in 2010, CEOP identified 287 children as potentially trafficked 
in the 12 month period from March 2009 to February 2010, and in 2011, when 202 children 
were identified as trafficked into and within the UK over the period 1 January 2011 to 15 
September 2011.58 

In May 2009, the Guardian newspaper published details of a leaked internal report from the 
UK Border Agency, which suggested that a care home near Heathrow airport was being 
used by traffickers as a “clearing house” for trafficked children: 

The intelligence report from the Border and Immigration Agency, obtained by the 
Guardian, shows how a 59-bed local authority block has been used as a clearing 
house for a trade in children that stretches across four continents. 

At least 77 Chinese children have gone missing since March 2006 from the home, 
operated by the London borough of Hillingdon. 

Only four have been found. Two girls returned after a year of exploitation in brothels in 
the Midlands. One was pregnant while the other had been surgically fitted with a 
contraceptive device in her arm. Others are coerced with physical threats to work as 
street-sellers of counterfeit goods. It is thought that many work in cannabis farms. 

(…) 

The report, by the immigration agency's national intelligence unit, was passed to the 
Guardian by a source concerned that too little action was being taken to tackle the 
problem. It says Chinese children arrive alone on flights to Heathrow before they are 
picked up by border officials and taken into local authority care. In two thirds of cases, 
they disappear quickly – most within a week and many within 24 hours. Many flee 
during fire drills and 10 have jumped out of windows. Others simply walk out of the 
front door into waiting cars.59 

Since 1 July 2011 CEOP has had lead responsibility for missing children (trafficked or 
otherwise).  Its approach to the problem is set out in its Scoping Report on Missing and 
Abducted Children (2011). 

In its report on human trafficking, the Home Affairs Committee recommended that: 

 
 
56  CEOP, Strategic Threat Assessment: Child Trafficking in the UK, April 2009 
57  The internal movement of UK children for sexual and labour exploitation has only recently been labelled as 

“trafficking”; however, CEOP suggests it has been going on for many years under labels such as “child 
prostitution” and “grooming for sexual exploitation” (pp36-40 of the Strategic Threat Assessment provide a 
more detailed overview of internal trafficking). 

58  CEOP, Strategic Threat Assessment – Child Trafficking in the UK, 2010 and Child Trafficking Update, October 
2011 

59  “Revealed: 77 trafficked Chinese children lost by home”, Guardian, 5 May 2009.  See also “People trafficking: 
a phone call, a car door opens - and another child vanishes”, Guardian, 5 May 2009 and “Brown pledges to 
investigate trafficking of children through Heathrow care home”, Guardian, 6 May 2009. 
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• the Government should carry out a specific nationwide study into the number of possible 
child trafficking victims going missing from care and how this number could be reduced; 
and 

• each local authority should appoint a specified person to supervise the care of each child, 
which the Committee considered could lead to better co-ordination and possibly the 
provision of extra services for those in need of hard-to-access support.60 

The Government’s current policy on child trafficking victims is set out in chapter 7 of Human 
Trafficking: The Government’s Strategy (2011) and in the practice guidance Safeguarding 
children who may have been trafficked (October 2011). 

7 Law enforcement 
7.1 Reflex 
Reflex was established by the then Government in 2001, in response to the deaths of 58 
immigrants in a lorry found at Dover to bring together all the relevant agencies to gather 
information on organised immigration crime and to plan responses to it: 

We have established Reflex as a multi-agency response to organised immigration 
crime into the UK, including Northern Ireland. Reflex is led by the National Crime 
Squad and engages all the key agencies involved in combating organised immigration 
crime, including police, immigration services, security and intelligence agencies and 
the Foreign and Commonwealth Office (FCO), in building up intelligence and planning 
operations against the traffickers.61 

 
One of its three key objectives was to target the immigration aspects of people trafficking.  It 
worked with source and transit countries to share intelligence and arrest suspected 
traffickers: 

At the beginning of 2002 the UK and Romania agreed to establish a central intelligence 
unit, which was set up in April 2002.  During its first year of operational activity 105 
criminal groups were identified, 48 were disrupted and 90 individuals were arrested in 
relation to immigration or trafficking offences.  We are rolling out this sort of approach 
with other countries, including the Czech Republic.62 

Alongside this development of overseas alliances, the then Home Office Minister Des 
Browne identified another key component of the Reflex strategy as “the expansion of an 
international network of Immigration Liaison Officers in countries that are considered to 
contain key nexus points for transit to the UK”.63 

7.2 Europol 
Europol has a Liaison Officers’ network to help operational co-operation between the law 
enforcement authorities of its Member States.  It publishes an annual fact sheet on trafficking 
in the EU, the most recent edition of which concluded that: 

The positive steps taken by many Member States and the EU to prevent and combat 
trafficking in Europe have ensured that the current level of response in tackling this 

 
 
60  Home Affairs Committee, The Trade in Human Beings: Human Trafficking in the UK, 6 May 2009, HC23-I 

2008-09, paras 153-154 
61  HC Deb 26 November 2002 c248W 
62  HL Deb 29 November 2004 c263 
63  HC Deb 17 November 2004 c1593W 
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crime has never been higher. Lengthy prison sentences for convicted traffickers are 
now routine in some countries, the levels of awareness amongst law enforcement and 
the judiciary has been raised, victim protection and support is prioritised and national 
action plans provide clear examples of Member State strategy and intent. The 
investigation of labour exploitation is now firmly on the agenda of many countries and 
again indicates the willingness of countries to recognise, adapt to and combat new 
forms of trafficking.  

However, based on current reporting, intelligence, trends and patterns, it is unlikely 
that there will be any immediate reduction in the levels of trafficking of human beings in 
Europe. This crime will continue to have a major impact upon the EU.64 

7.3 Operation Pentameter 
Operation Pentameter was a national joint venture which developed from, and was funded 
through, the Reflex initiative. It was the first co-ordinated effort to tackle human trafficking on 
a national scale and was the largest co-ordinated policing operation ever carried out in this 
country.  Launched on 21 February 2006, Operation Pentameter involved all 55 police forces 
in England, Scotland, Wales, Ireland and the Channel Islands for the first time ever, as well 
as the United Kingdom Immigration Service, the Serious and Organised Crime Agency 
(SOCA), the Crown Prosecution Service and several non-governmental organisations such 
as Poppy and Chaste.  Its aims included: 

• Raising national awareness of the issue of trafficking 

• Identifying the scale of the problem 

• Improving national and local intelligence about the organised criminal groups 
involved 

• Recovery of victims and reduction of harm 

• Asset recovery 

• Making the UK a hostile environment for those involved in trafficking for the 
purposes of sexual exploitation65 

It had a three-month operational phase which resulted in 84 women being identified as 
victims of trafficking. A total of 232 people were arrested and 134 charged with a variety of 
offences.66  

The Operation Pentameter campaign sought to appeal directly to men who use prostitutes 
for help in providing information about women who were possibly being forced to work in the 
sex industry. The Crimestoppers number, which allows informants to remain anonymous, 
was a central part of the police appeal. Evidence gathered from web sites used by 
prostitutes’ clients to swap information suggests that some of these men had been reading 
articles in national newspapers about trafficking and urging other men to be on the lookout 
for trafficked women and share any information they had with police.  At the same time, the 
police advised men who used prostitutes that, as they risked being charged with rape if they 
had sexual intercourse with trafficked women who were being forced to work through fear or 
intimidation, it was in their interests to provide information. 
 
 
64  Europol, Trafficking in Human Beings in the European Union, June 2009 
65  Gloucestershire Constabulary, Pentameter: operational overview, July 2006, p1   
66  Ibid 
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7.4 Pentameter 2 
Pentameter 2 was launched on 3 October 2007.  The Association of Chief Police Officers 
described it as a “victim focused operation” with the strategic aim of delivering objectives 
within the UK Action Plan on Tackling Human Trafficking. 

The results of Pentameter 2 were announced on 2 July 2008: 

Pentameter 2 results show:  

• 167 victims identified  

• 528 criminals arrested  

• 822 premises visited  

• 6,400 police intelligence reports gathered  

• more than £500,000 worth of cash has been recovered from those criminals 
arrested and court orders are in place to restrain further criminal assets running 
into several millions of pounds  

• Of those recovered 13 of the victims were children with the youngest aged just 14 
years old.  

(…) 

Of the 822 premises that were visited, 157 were massage parlours and saunas and 
582 residential properties; evidencing the covert nature of the crime. The majority of 
victims recovered originated from China, SE Asia and Eastern Europe. During the 
operation 5 victims (three of which were children) who had been trafficked for forced 
labour were recovered.67 

The intelligence gathered during Pentameter 2 has been fed into UKHTC workstreams (see 
following section of this note) and will also be used to undertake targeted activity with local 
partnerships and delivery agents, including local authorities, crime and disorder reduction 
partnerships and local criminal justice boards.   

8 The United Kingdom Human Trafficking Centre (UKHTC) 
Speaking at the closing conference for the Operation Pentameter campaign on 21 June 
2006, the then Home Office minister Vernon Coaker announced that the Government would 
be establishing a dedicated, police-led unit to build on the work of Operation Pentameter in 
dealing with human trafficking. The new centre, UKHTC (United Kingdom Human Trafficking 
Centre), was launched on 3 October 2006.  It is a multi-agency organisation staffed by police 
and officers from SOCA, the UK Border Agency (UKBA) and the Crown Prosecution Service.   
As of 1 April 2010, the UKHTC as a legal entity was transferred to SOCA.68  Following the 
transfer, SOCA’s annual reports will include details of the UKHTC’s work.69 

An overview of the UKHTC’s role is set out in the Home Affairs Committee’s report on 
Human Trafficking: 

 
 
67  ACPO press release, Major police probe into trafficking leads to 528 arrests, 2 July 2008 
68  UKHTC website, Change in Legal Entity [accessed 15 September 2010] 
69  HC Deb 13 January 2010 c992W 
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The UKHTC brings together staff and officers from the police, UKBA, Crown 
Prosecution Service, Serious Organised Crime Agency and social services. According 
to the Home Office: “The UKHTC provides a central point for the development of 
expertise and the strategic and operational coordination in respect of all forms of 
trafficking of human beings….[It] offers law enforcement a 24/7 support line for tactical, 
immigration, victim and legal advice and has sought to raise awareness amongst 
police forces about human trafficking in a number of ways”. One of the UKHTC’s tasks 
has been to improve knowledge of the scale and nature of human trafficking. In its 
written evidence to us, the Home Office describes the UKHTC as “the central 
repository of all data and intelligence on human trafficking.” Another function is 
increasing public awareness of trafficking, in the hope of identifying and rescuing more 
victims. It recently ran a ‘Blue Blindfold’ campaign, including posters on public transport 
and television advertisements, which had the slogan ‘Don’t close your eyes to human 
trafficking’. As far as its operational work is concerned, the UKHTC is organised into 
five core working groups in the areas of victim care, prevention, research, learning and 
development and operations and intelligence.70 

The report went on to consider what the UKHTC had achieved in the time since its 
establishment:  

41.   The UKHTC told us that it was “well advanced on a multi-agency programme of 
assessment work around various areas”, and it was working with existing researchers 
at universities and would shortly be employing a full-time researcher itself to co-
ordinate data gathering and analysis. The Home Office Minister, Mr Alan Campbell, 
explained that his department was trying to obtain an overall picture of the scale of 
trafficking through a three strand approach: it was funding work on organised crime by 
ten police intelligence units round the country, and the role of Human Trafficking in 
organised crime would be examined within that; the UKHTC was analysing the data 
obtained from Operation Pentameter 2; and SOCA and CEOP were providing data 
from their work. He expected that these three strands would come together some time 
in 2009 to provide a better assessment of the scale of the problem. However, victim 
support organisations have been calling for better data on the scale of trafficking 
for years, and we had understood that production of such data (from a variety of 
sources) was one of the main tasks for which the UKHTC was established. 
Without reasonable estimates of the scale of the problem, it is difficult to raise 
public awareness and concern and to engage the variety of professionals who 
would be able to play a part in identifying possible victims. It also makes it 
impossible to gauge what support services are needed for victims. 

42.   We are pleased that progress is finally being made, but are disappointed 
it has not been faster. We look forward to seeing the results of the Minister’s 
three-pronged approach later this year. 

43.   Several of the NGOs that gave evidence to us urged the establishment of an 
Independent National Rapporteur with statutory power to request information from the 
police, the immigration authorities, social services and NGOs and to report to 
Parliament. Its task would be purely that of data collection and analysis: it would have 
no operational or policy-making responsibilities. The UKHTC, they felt, was not 
sufficiently independent of either the police or the Government to fulfil this role. Given 
the UKHTC’s apparent difficulty in making progress with data collection so far, 
this idea has its attractions. However, this would also add yet another 
organisation to the multitude involved in analysing and combating trafficking. An 
alternative would be to ensure that the UKHTC is properly resourced for the work 
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of data collection, which should be given a high priority as it will form the basis 
of a proper assessment of the resources needed to tackle human trafficking and 
support victims. 

(…) 

189.  UKHTC has been in existence for only three years and, as many of our 
witnesses commented, these are still early days to pass judgement on its 
effectiveness. However, the UK Action Plan placed a huge emphasis on 
UKHTC’s role as a multi-agency body, the central repository of all data on human 
trafficking, offering strategic and operational support and a 24/7 support line for 
advice, including on the care of victims. It is therefore disappointing that so 
many of our witnesses suggested it was not really multi-agency, being 
dominated by the police and UKBA; that it was not doing much work to produce 
the badly-needed estimates of the scale of trafficking; that it was not fully aware 
of the needs and rights of child victims; and that recent operations and 
individual cases had shown a lack of clarity in responsibilities and a failure to 
give useful advice on the support available for suspected victims. UKHTC has, 
however, worked hard on awareness-raising and training of the police and 
immigration officials, has run the public ‘Blue Blindfold’ campaign, has widened 
the focus to labour exploitation as well as sexual exploitation and has 
successfully involved a number of NGOs in training and in anti-trafficking 
operations. It is probably unrealistic to expect too much of so young an 
organisation which, moreover, has only about 30 staff. However, we recommend 
that the Government and the leadership of UKHTC look carefully at the criticisms 
of the organisation made by our witnesses to see whether UKHTC needs to 
rebalance its efforts. We ask the Government to report progress made to us by 
the end of March 2010.71 

Nick Kinsella, head of the UKHTC, welcomed the report and said: 

"The issue of collecting data for the purpose of building up a picture about the extent of 
human trafficking in the UK has consistently been a priority of the centre. It is 
acknowledged as a difficult task. I therefore welcome the committee's finding that the 
centre should receive additional resource to continue this work. I agree that improving 
our knowledge and understanding of the scale of the problem is vital, and will allow 
more accurate estimates of what support services are needed for victims. It is 
important to remember that this has not stopped us working with those services, often 
very successfully. 

"A statutory power of gaining information would be attractive to improving data 
collection but this is not for the centre to determine. In the interim period of any 
change, the Centre will continue to engage closely with Police Forces and other 
partners throughout the UK and elsewhere to improve our knowledge in this vital area. 
Success in this work is evidenced by the increasing flow of information to the centre 
over the last two years since the centre opened. In the last month alone, 600 
intelligence reports have been entered onto our systems. The process of placing 
human trafficking on the agenda of police forces and other key partners was never 
going to be a simple task, and I'm pleased that the committee have identified that this 
is a responsibility of many partners and not just the UKHTC, but the situation is 
constantly improving.”72 
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Full details of the UKHTC’s current work are available on the SOCA website: see About the 
UKHTC [accessed 15 March 2012]. 

9 Government action plans 
9.1 The Labour Government’s action plan 
In January 2006 the Home Office and Scottish Executive Published Tackling Human 
Trafficking – Consultation on Proposals for a UK Action Plan.73  They proposed an action 
plan covering the broad areas of prevention, investigation, law enforcement, prosecution and 
providing protection and assistance to victims.74  Responses to the consultation were 
requested by 5 April 2006, and the Home Office published a summary of responses in June 
2006.75 

Following the consultation period, the UK Action Plan on Tackling Human Trafficking was 
published in March 2007.76  The then Home Secretary’s preface to the March 2007 plan said 
that it was intended to be a ‘living document’ which would be updated regularly. In keeping 
with this approach, revised plans containing updates on each of the main areas of the plan 
together with a number of new actions were issued in July 200877 and again in October 
2009.78   

The plan recognised the need to look beyond trafficking for sexual exploitation to other forms 
of trafficking such as child trafficking, trafficking for forced labour and trafficking within the 
UK.  Particular areas to address included: making human trafficking part of “core” police 
business; detecting and identifying victims; providing more support and rights for all adult 
victims (not just those trafficked for sexual exploitation); and specific measures to safeguard 
and protect child victims. 

Key new measures in the July 2008 update included introducing a 45 day minimum reflection 
and recovery period for all identified victims of trafficking, implementing temporary residence 
permits for victims of trafficking for a renewable period of 1 year, setting up a national referral 
mechanism to identify victims of trafficking, evaluating the results of Pentameter 2 and using 
the intelligence to undertake targeted activity with local partnerships. 

The October 2009 update introduced ten further new measures, with a particular focus on 
monitoring and evaluating the new national referral mechanism, updating and expanding the 
online practitioners’ toolkit, assessing the scope of labour trafficking and preparing for the 
possible threat of trafficking around the staging of the 2012 Olympic Games. 

9.2 The current Government’s strategy 
On 19 July 2011 the Government published Human Trafficking: The Government’s Strategy.  
Immigration minister Damien Green said: 
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Victim care arrangements remain central to the Government’s approach to combating 
trafficking. Adult victim care arrangements will be strengthened, with support offered by 
a greater range of specialist care providers. This will ensure that victims have access 
to the care they need, tailored to their particular circumstances and in line with our 
international commitments. We will also ensure that children remain a focus of our 
efforts as we look to combat those traffickers who exploit vulnerable children. 

A renewed focus on preventing human trafficking is required. The UK is already a 
world leader in the fight against trafficking but we recognise more can be done with 
international partners to reduce the threat from overseas. The strategy recognises the 
importance of working with source and transit countries to target and disrupt the work 
of traffickers and prevent more vulnerable men, women and children from becoming 
trafficking victims. A key aspect of our approach will be better intelligence gathering 
and sharing and, from 2013 the National Crime Agency will play a vital role in 
spearheading our fight against organised criminal groups who are engaged in human 
trafficking. 

The strategy also sets out our aim to better co-ordinate our border and policing law 
enforcement efforts to prevent traffickers from entering the UK. We will use intelligence 
to target those convicted or suspected of trafficking at the border as well as developing 
risk-based indicators to facilitate the systematic targeting of high risk passengers. 

We will also ensure we monitor intelligence in relation to key events such as the 
Olympics and Paralympics to respond quickly and appropriately to any potential 
increased risk of trafficking.79 

Key objectives set out in Annex A to the strategy include working with the private sector to 
strengthen the overall approach to trafficking, working to implement the EU Directive on 
Human Trafficking (see section 10 of this note) by April 2013, raising the quality of decision-
making under the NRM, working more closely with other countries and the airline industry, 
improving UKBA guidance and procedures and (in conjunction with CEOP) tackling the issue 
of trafficked children who go missing from local authority care. 

10 The Council of Europe Convention and the EU Directive 
The Convention (the Council of Europe Convention on Action against Trafficking in Human 
Beings) was adopted on 3 May 2005.80  The full text of the convention and an explanatory 
report is available on the Council of Europe website.  As at 15 March 2012 the Convention 
had been signed by 43 countries and ratified by 35.81  It came into force on 1 February 2008.   

For a long time it was not clear whether the UK would sign and ratify the Convention, despite 
having been involved in drafting it.  However, following an announcement by the then Prime 
Minister Tony Blair on 22 January 2007, the Convention was signed on 23 March 2007.  On 
14 January 2008 the Home Office declared the Government’s intention to ratify the 
Convention by the end of 2008, having made “the necessary legislative and procedural 
changes”.  A press notice identified progress already made towards ratification: 

Significant progress has been made towards ratification. This includes the agreement 
of a provisional implementation plan by the Inter-departmental Ministerial Group on 
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Trafficking in July, the development of models of victim support and the piloting of a 
victim identification process under the police-led, multi-agency anti-trafficking 
operation, Pentameter 2. The Home Office also hosted, with the Council of Europe, a 
conference in London designed to share experience of implementing the Convention.82 

On 2 July 2008 the Home Office announced that, in order to comply with its forthcoming 
obligations under the Convention, it would be introducing an automatic 45 day reflection 
period for victims of trafficking followed in many cases by a further new one year temporary 
residency permit.83  The July 2008 update to the UK Action Plan on Tackling Human 
Trafficking indicated that the automatic reflection period and the new temporary residence 
permit would be implemented by April 2009 and reviewed in April 2010 to assess their 
impact.84 

The UK ratified the Convention on 17 December 2008.  Announcing the ratification, the then 
Home Secretary said: 

'Ratifying this convention helps us build on the existing measures in place in the UK 
aimed at turning the tables on traffickers and providing victims with protection, support 
and a voice in the criminal justice system. 

'The ratification is a major milestone in our long term strategy to combat trafficking, as 
outlined in the UK trafficking action plan.  This includes our plans to double funding for 
the UK Human Trafficking Centre next year to £1.7m.'85 

The Convention took effect in the UK on 1 April 2009.86 

In March 2010, the European Commission issued a proposal for a new anti-trafficking 
directive.  The proposed new directive would build on the Convention in the following ways: 

What is new in the proposal for a Directive?  

The proposal builds upon the 2000 United Nations Protocol on trafficking in persons, 
especially women and children, and the 2005 Council of Europe Convention on action 
against trafficking in human beings and brings added value. It follows up on a 2009 
Commission proposal which was being negotiated but lapsed with the entry into force 
of the Lisbon Treaty. 

The new Directive covers action on different fronts: 

CRIMINAL LAW PROVISIONS, including a common definition of the crime, 
aggravating circumstances and higher penalties, as well as non-punishment of the 
victims for unlawful activities such the use of false documents in which they have been 
involved for being subjected to by traffickers.  

PROSECUTION OF OFFENDERS, including extraterritorial jurisdiction (the possibility 
to prosecute EU nationals for crimes committed in other countries), use of investigative 
tools typical for organised crime cases such as phone tapping and tracing proceeds of 
crime.  
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VICTIMS' RIGHTS IN CRIMINAL PROCEEDINGS, including specific treatment for 
particularly vulnerable victims aimed at preventing secondary victimisation (no visual 
contact with the defendant, no questioning on private life, no unnecessary repetition of 
the testimony, etc.), police protection of victims, legal counselling also aimed to enable 
victims to claim compensation; special protective measures are envisaged for children 
such as holding interviews in a friendly environment.  

VICTIMS' SUPPORT, including national mechanisms for early identification and 
assistance to victims, based on cooperation between law enforcement and civil society 
organisations, providing victims with shelters, medical and psychological assistance, 
information, interpretation services. A victim shall be treated as such as soon as there 
is an indication that she/he has been trafficked, and will be provided with assistance 
before, during and after criminal proceedings.  

PREVENTION, including measures aimed at discouraging the demand that fosters 
trafficking, i.e. employers hiring trafficked persons and clients buying sexual services 
from victims of trafficking, training for officials likely to come into contact with victims, 
and of potential victims to warn them about the risks of falling prey to traffickers.  

MONITORING, providing for the establishment of National Rapporteurs or equivalent 
mechanisms, which should be independent bodies, in charge of monitoring the 
implementation of the measures foreseen by the Framework Decision. Such bodies 
should have further tasks including giving advice and addressing recommendations to 
governments.87 

In August 2010, the Government indicated that it would not at that stage be opting in to the 
proposed directive on the grounds that most of its provisions were already in place in the UK: 

The UK already complies with much of the draft EU directive, which is proceeding 
through the European parliament. 

No benefits for the UK 

A Home Office spokesperson said: 'While the draft directive will help improve the way 
other EU states combat trafficking, it will make very little difference to the way the UK 
tackles the problem as there are no further operational co-operation measures which 
we will benefit from. 

'Opting in now would also require us to make mandatory the provisions which are 
currently discretionary in UK law. These steps would reduce the scope for professional 
discretion and flexibility and might divert already limited resources. 

'The government will review the UK's position once the directive has been agreed, and 
will continue to work constructively with European partners on matters of mutual 
interest. 

'By not opting in now but reviewing our position when the directive is agreed, we can 
choose to benefit from being part of a directive that is helpful, but avoid being bound by 
measures that are against our interests.'88 
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The Government’s “wait and see” position was reiterated by the Prime Minister in September 
2010 and by the Foreign Secretary in December 2010.89 

The final text of the Directive was adopted by the Council of Ministers on 21 March 2011, and 
was subsequently issued as Directive 2011/36/EU of the European Parliament and of the 
Council of 5 April 2011 on preventing and combating trafficking in human beings and 
protecting its victims, and replacing Council Framework Decision 2002/629/JHA. 

On 22 March 2011, the Government announced that it would (subject to parliamentary 
scrutiny) be applying to opt in to the Directive.  Home Office minister Damian Green said: 

In June, the Government took the decision not to opt in at the outset to the proposal for 
a directive to combat human trafficking but undertook to review the position when there 
was a finalised text. We have now carefully considered the finalised text. The main risk 
associated with the text has now been overcome: by waiting to apply to opt in, we have 
a text that has been finalised and we have avoided being bound by measures that are 
against the UK's interests. 

The new text still does not contain any measures that would significantly change the 
way the UK fights trafficking. However, the UK has always been a world leader in 
fighting trafficking and has a strong international reputation in this field. Applying to opt 
in to the directive would continue to send a powerful message to traffickers that the UK 
is not a soft touch, and that we are supportive of international efforts to tackle this 
crime.90 

The Government has indicated that it will implement the Directive’s requirements within two 
years of opting into it.91 

In April 2011, the European Scrutiny Committee published a report into the Directive that 
looked at the measures the Government considered it would need to take in order to 
comply.92  Damian Green had indicated that primary legislation would be required in order to 
comply with articles 2 and 10 of the Directive: 

• to comply with article 2, the existing offence of trafficking for the purposes of labour or 
other exploitation under the Asylum and Immigration (Treatment of Claimants etc) Act 
2004 would need to be extended to cover trafficking that takes place entirely within the 
UK, as well as trafficking into or out of the UK; and 

• to comply with article 10(1), the territorial extent of the current trafficking offences set out 
in the Sexual Offences Act 2003 and the Asylum and Immigration (Treatment of 
Claimants, etc.) Act 2004 would need to be extended to cover trafficking by a UK national 
where the UK was not the country of arrival, entry, travel or departure. 

The Government is proposing to introduce these changes by way of the Protection of 
Freedoms Bill and introduced new clauses to this effect during the Bill’s Lords Committee 
Stage.  Home Office minister Lord Henley said: 

There are two areas where our criminal law on human trafficking currently falls short of 
the requirements imposed on member states by the directive: namely, the requirement 
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to establish extra-territorial jurisdiction where the trafficker is a UK national and 
commits a human trafficking offence anywhere in the world; and the requirement to 
criminalise labour trafficking within the United Kingdom. Amendments 152B and 152C 
insert two new clauses into the Bill that will broaden the current human trafficking 
offences by extending extra-territorial jurisdiction over UK nationals and criminalising 
labour trafficking that takes place entirely within the UK. 

The first new clause relates to trafficking offences for the purpose of sexual 
exploitation. Under Sections 57 to 59 of the Sexual Offences Act 2003, it is already an 
offence to traffic a person into, within or out of the United Kingdom for the purposes of 
sexual exploitation. In the interests of clarity, Amendment 152B proceeds by 
consolidating these existing trafficking offences into new Section 59A and also adding 
the necessary additional provisions to ensure extra-territorial application of the 
offences where a UK national commits a trafficking offence anywhere in the world. 

The new clause introduced by Amendment 152C, which relates to trafficking offences 
for the purpose of labour or other exploitation, follows the same approach as 
Amendment 152B. In addition, Amendment 152C fulfils another requirement of the 
directive. At the moment, it is not an offence to traffic someone from Manchester to 
London, for example, for the purposes of forcing them into slavery, unless the victim 
has previously been trafficked into the UK. This amendment removes this requirement. 
This brings labour-trafficking offences into line with sex-trafficking offences, ensures 
our offences comply with the requirements of the directive and provides better 
protection against trafficking. The other amendments in this group make consequential 
amendments to other enactments as well as to the extent clauses and the Long Title. 

These provisions will apply to England and Wales only. We have been advised by the 
Scottish Government that, following the enactment of provisions in the Criminal Justice 
and Licensing (Scotland) Act 2010, the criminal law in Scotland already satisfies the 
criminal law requirements of the directive. The Northern Ireland Administration intend 
to bring forward separate legislation in the Northern Ireland Assembly to achieve a 
similar effect. 

The Government are committed to implementing the rest of the EU directive on human 
trafficking. These amendments deal with those points of the directive that require 
primary legislation. The rest we will implement through secondary legislation or by 
other appropriate means.93 

The amendments were added to the Bill without division and are due to be considered by the 
Commons on Monday 19 March 2012. 

During the debate, Lord McColl of Dulwich expressed concern that a number of other legal 
changes were required above and beyond those that the amendments covered.  He 
therefore asked the minister to outline in more details the areas where the Government 
would be introducing secondary legislation and other measures in order to achieve 
compliance.  In Lord Henley’s written response, he indicated that the Government 
considered secondary legislation might be required in relation to the following matters: 

• Article 9 (investigation and prosecution), where we are already compliant in 
practice to enable access to ‘effective investigative tools’ but where we may need 
to transpose into legislation. 

• Article 11 (assistance and support for victims), where we already comply in practice 
through the National Referral Mechanism and victim care model introduced in July 
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2011 as part of the Government’s Human Trafficking Strategy but are considering 
whether more is required. 

• Article 12(4), to ensure that victims of human trafficking are automatically eligible 
for special measures during court proceedings.  Under the current regime in the 
Youth Justice and Criminal Evidence Act 1999, children and victims of sex offences 
are automatically eligible.  Victims of human trafficking who are not children or 
victims of sex offences are only eligible “if the court is satisfied that the quality of 
evidence given by the witness is likely to be diminished by reason of fear or 
distress on the part of the witness in connection with testifying in the proceedings”.  
We are considering whether this is adequate implementation. 

• Also on Article 12, in relation to police investigations, we are exploring whether we 
need to make changes to CPS guidance or introduce Court Rules or secondary 
legislation to fully implement these obligations. 

• Article 15 (protection of child victims etc): Victims are not party to prosecutions, so 
will not require a representative in this context.  Currently, the provision of a 
supporter (representative) for child witnesses during investigations is already 
included in best practice guidance but not enshrined in legislation and we may 
seek to address this.94 

 
94  Letter from Lord Henley to Lord McColl of Dulwich re Protection of Freedoms Bill: Human Trafficking, 1 

February 2012, DEP2012-0194 

http://www.parliament.uk/deposits/depositedpapers/2012/DEP2012-0194.pdf

